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Good day, Chairperson Schwartz, Councilmembers and staff. I am Dan
Tangherlini, Director of the District Department of Transportation (DDOT) and I
am pleased to present the testimony for DDOT for this oversight hearing. My
written testimony covers our operations in various areas, including: the Anacostia
Demonstration Project (the New Anacostia Light Rail Line); AWI and the South
Capitol Street Bridge; Bike Transportation and Safety; Parking and Downtown
Congestion Relief; the Reagan Funeral; and other major efforts such as work zone
safety and traffic; and the recently released audit by the U.S. General Accounting
Office.

The Anacostia Demonstration Project

I am pleased to report significant progress on the Anacostia Demonstration Project,
the new light rail streetcars that will operate on the unused CSX freight line east of
the Anacostia River. In cooperation with WMATA, which will operate the line,

we have likely reached a tentative purchase agreement with CSX, the owners of the

old freight line. This will allow us to stay on schedule for operation in 2006.

The new 2.7 mile line will connect the Anacostia Metrorail Station and the
Anacostia business district with Bolling Air Force Base, Barry Farm, Fairlawn and
the Pennsylvania Avenue commercial district at the foot of the Sousa Bridge. It

will reintroduce street car light rail after an absence of more than 40 years.

Simultaneous with the development of the Anacostia Demonstration Project,
DDOT and WMATA are analyzing the potential for long-term transit expansion in
the Silver Spring to Anacostia and Woodley Park and Georgetown to Stadium-



Armory corridors.

DDOT continues to work on the Downtown Circulator and K Street Busway. The
Circulator will provide fast, frequent and convenient shuttle bus service downtown,
with the first two routes rolling out later this year between Union Station and

Georgetown and the Convention Center via the Mall to the Southwest Waterfront.

The K Street Busway, the next step after the Circulator, will be a dedicated bus
lane on K Street, NW, between Mt. Vernon Square and Washington Circle. This
lane will improve traffic and increase bus reliability and ridership without affecting

general vehicular traffic in adjacent lanes.

The Anacostia Waterfront Initiative (AWI)
and South Capitol Street Bridge

DDOT is pleased to report continued progress in implementing Mayor Williams'
Anacostia Waterfront Initiative and building a new South Capitol Street/Frederick

Douglass Bridge that is a fitting gateway for this key entrance to the District.

As you know, Councilmember Schwartz, early last month Mayor Williams

and U.S. Secretary of Transportation Norman Y. Mineta signed a Memorandum of
Understanding (MOU) pledging the cooperation and support of USDOT to help the
District construct a new bridge. The document effectively commits USDOT to
make this gateway a project of national and regional significance. This will help

with regulatory and administrative approvals as we design the new bridge.



Attesting to the high level of congressional and federal support for the AWI and a
new bridge, key congressional leaders and officials from federal agencies
participated in the MOU signing at the Pump House on the Anacostia River.
Joining Congresswoman Eleanor Holmes Norton, our "fighter on the Hill," were
Senator Jim Jeffords of Vermont, a member of the Senate Environment and Public
Works committee, and longtime supporter of the District, and Congressman Steny
Hoyer of Maryland, who never misses a chance to voice his support for a new
South Capitol Street Bridge. Representatives from the Federal Highway

Administration and the National Capital Planning Commission also attended.

In addition to the MOU, there has been progress in developing a concept for the
new bridge. DDOT recently convened the South Capitol Street Bridge Design
Workshop to blend the creativity and energy of architecture students at Howard
University and the University of Maryland with the expertise of top bridge
designers to produce design concepts for the new bridge. These preliminary ideas,
showing possible designs for a new pedestrian- and environmentally-friendly

bridge in line with the AWI goals, are on display at the Pump House.

Another key element of the AWI already under way is the Anacostia Riverwalk.
Once complete, the Riverwalk will be a 20-mile network of trails for walkers and
bicyclists on both banks of the Anacostia River. Construction of the Riverwalk,
funded in part by USDOT, is being led by ECC with significant environmental
education and skills training for our District youth. This endeavor embodies the
significant contribution that transportation funds make to strengthen communities

in our urban neighborhoods.



Bike Transportation and Safety

DDOT and Mayor Williams are committed to making the District a bike-friendly
city. Over the past three years, DDOT has created 10 new miles of bike lanes,
installed 200 bike racks on sidewalks and sponsored bike training for kids.

This fall, for the first time in 28 years, we plan to publish a new D.C. bike plan.

We are making substantial progress to further expand our bike trails in all
quadrants of the city. Sections of both the Metropolitan Branch Trail (from Union
Station to Monroe Street) and the Anacostia Riverwalk (from Benning Road to the
South Capitol Street Bridge) will be completed in the next two years; at the same
time we will improve Watts Branch, Rock Creek, and Oxon Run trails by 2006.
All of these new bike trails will add approximately 12 miles of new

healthful recreation and transportation facilities for DC residents and visitors

and improvements to 4.5 miles of existing trails.

Due at least in part to our bike/pedestrian safety program, biking has become safer
over the last three years in the District. While bicyclist deaths have remained
constant at one or two per year, reported crashes involving bikes have gone from
over 300 to just over 200 since 2000. Since 2001, we have distributed 3000 kids'
helmets, completed three pedestrian/bike safety media campaigns and started
safety education in elementary schools. Under a DDOT grant, the Washington
Area Bicyclist Association is teaching kindergarteners, first graders, and second
graders the basics of pedestrian safety. For third, fourth, and fifth graders, we have
a trailer full of bicycles and helmets that we bring to local schools to provide

hands-on bike safety training. DDOT's program, particularly the work of our two
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bicycle staff members, has been recognized with the League of American

Bicyclists' 2003 Bicycle Friendly Community award.

Parking and Downtown Congestion Relief

Gridlocked intersections, double-parked cars, blocked travel lanes and a never-
ending search for parking are constant complaints of motorists, truck drivers and

even pedestrians in densely populated areas.

DDOT has launched two broad programs to develop both immediate and long-term
measures to mitigate these problems: the first concentrates on relieving downtown
congestion, the second seeks solutions to parking both downtown and throughout

the city.

For downtown, perhaps our most congested area, Mayor Williams has launched the
Mayor's Downtown Congestion Task Force, whose members includes yourself,
Councilmember Schwartz, as well as Councilmembers Jack Evans, Harold Brazil,
Sharon Ambrose and Jim Graham, along with Advisory Neighborhood
Commissioners and representatives from the business community, institutions,
neighborhood groups, churches, business improvement districts and relevant city

agencies.

In his charge to the task force, Mayor Williams urged the members to "not hesitate
to 'think big' as you look for changes the District can execute" to better manage
congestion downtown. The final report will integrate and implement the
Congestion Task Force’s recommendations, DDOT's analyses on motor carriers
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and tour buses, as well as the recommendations of the Parking Task Force.

While the Congestion Task Force proceeds with its work, the Williams
Administration is not waiting to bring immediate relief for downtown drivers.
With your strong help, Councilmember Schwartz, DPW will deploy traffic control
officers at key downtown intersections starting in October 2004. These 40 new
members of DPW’s parking control team will work in critical intersections during
rush hour and enforce double-parking and other infractions on key downtown

corridors.

Too little parking is a problem, not only downtown, but in many other parts of the
city. To better allocate our scarce parking resources, DDOT provided key support
to the Mayor's Parking Task Force, led by Deputy Mayor Herb Tillery, with
business and citizen representatives as well as key staff from other city agencies.
In its recently released report, the Task Force proposes changes to make more
parking available to shoppers and visitors in commercial areas, including reforms
to the Residential Parking Program as well as fee- and price- based strategies for
the parking system and measures to increase safety for pedestrians, drivers and

parking enforcement personnel.

Specifically, the Task Force recommends that the present ward-wide formula for
the Residential Parking Program be supplemented with sub-ward/neighborhood
based permits and that on- street parking in residential areas be categorized for use
according to the supply/demand for parking and the local land-use (i.e. residential,
commercial and transit zones). The Task Force also asked for better enforcement,

and that meter rates and parking fines be simplified to encourage parking space
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turnover. Private parking lot owners should also be encouraged to make more
short-term parking available by developing incentives and new construction

requirements.

Reagan Funeral and Other Major Events

Over the past several weeks, DDOT has had to respond to major transportation-
disrupting events. As we have in the case of snow, hurricanes, floods, windstorms,
major accidents and 9/11, DDOT personnel responded superbly to the adjustments
demanded by events such as the dedication of the World War II Memorial, the

funeral for President Reagan and this year's July 4th celebration.

The Reagan funeral, because it was short-notice event on a regular workday,
required a number of special responses to a unique situation. On Wednesday, June
9th, Constitution Avenue was closed from 3 pm to 9 pm, from 23rd Street to the
Capitol, including the 12th and 9th Street tunnels and all other cross streets, right
in the middle of the afternoon rush hour. Less dramatic traffic changes were
required for the Saturday procession from the Capitol to the National Cathedral and

then to Andrews Air Force Base.

The DDOT response was first-class. Personnel from traffic services, emergency
preparedness, bridge and street maintenance, mass transit, and others to mention a
few, worked closely with the MPD and federal law enforcement agencies to close
streets, devise alternate routes, reroute buses, put up no parking signs and get

information to the public as quickly and effectively as possible.



In addition to traffic response, DDOT personnel performed a number of other tasks
that [ want to bring to the Council's attention. The traffic lights in the
Constitution/Pennsylvania Avenue intersection were removed to allow the
procession unimpeded passage, the same as for a Presidential Inaugural.
Commemorative flags were placed on all the lampposts on Constitution and
Pennsylvania Avenues and on the Memorial Bridge. These flags, two American
flags flanking the D.C. banner, added a stirring District-related visual element to
the images the world saw as the funeral cortege proceeded along Constitution

Avenue that sad Wednesday afternoon.

Because of the close coordination and planning, the afternoon rush hour was

uneventful despite the short notice.

We are also proud of a bit of badly needed repaving and street maintenance our in-
house crews did for the funeral. Waterside Drive, NW, from Rock Creek Parkway
to Massachusetts Avenue has long needed work and although it belongs to the
National Park Service, we obtained their permission to fix it for the Reagan

funeral.

Not one week earlier, for the WW II Dedication on Memorial Day weekend,
DDOT again worked with MPD and federal agencies to achieve a very smooth
event. The particular requirements for Presidential security, and the transportation
and parking needs of elderly and physically challenged veterans and their families

were by and large successfully met.

And this year's Independence Day was celebrated without incident, even in this
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world of post-9/11 security measures.

Work Zone Safety and Traffic

Let me now call attention to a matter that has received some focus as late—work
zone safety. DDOT regulates construction work zones as they affect traffic and
safety in the public space, whether they are in the street or from a building, as part

of the agency's responsibility for public space.

The current surge in construction activity, particularly downtown, has sensitized us
to the need to make sure that our standards and practices for work zone traffic and

safety controls are up-to-date and enforced. A recent Washington Post article has

highlighted our desire to make sure our work zone activities are as effective as
possible. We work very hard to striking the appropriate balance between
supporting economic development and minimizing the impact of this development

on traffic.

National Recognition

And last, please let me bring to your attention to both some additional scrutiny and
national recognition that DDOT has received. The U.S. General Accounting Office
(GAO) has recently completed a management audit of DDOT. I am pleased to
report that it is a very positive document. I have attached a copy of the GAO
report.

This positive tone is all-the-more significant because it comes in the wake of a
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highly unfavorable report issued nearly four years ago. This past report focuses on
a number of failings, particularly the failure to spend our federal-aid grants

efficiently.

The GAO praises DDOT for the progress we’ve made since becoming a separate
cabinet-level department. GAO also recognizes the improved efficiency in the
multidisciplinary ward-based reorganization and the substantial reduction the time
it takes DDOT to spend our FHWA federal grants. And perhaps most importantly,
GAO pointed to a structural change in staff attitude: from a “that’s not my job”

mentality to a “how can I help you™ culture.

Finally, I want to note that a number of leading transportation-related professional
organizations have recognized DDOT’s biking, forestry and asset management

activities and The Georgetown Project’s community relations:

e The League of American Bicyclists singled out the District as a Bicycle-
Friendly Community. The award is for Bike to Work Day, Bike DC, the
25,000 daily bike trips, the Safe Streets Campaign and the 80% increase in
commuting trips from 1990 to 2000.

e DDOT’s Urban Forestry Administration was recognized by the National
Arbor Day Foundation as a Tree City USA. The award is given in
recognition of spending at least $2/year/capita, observing Arbor Day and
other activities.

e The American Council of Engineering Companies recognized the
District’s contract with VMS for maintenance of our major highways. The

effort was recognized as the first urban performance-based asset
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management contract in the U.S.

o The American Association of State and Highway Transportation
Officials (AASHTO) gave its Team Excellence Award for Exemplary
Partner jointly to the Executive Management Committee and DDOT for the
leadership, strategic planning, customer focus, process management and

organizational results of The Georgetown Project.
[ am very proud of this external recognition. It confirms that we are rapidly
becoming one of the top transportation departments in the nation and an effective
agent for progress in the Distinct. We are looking forward to making this GAO

report the foundation for further progress.

This ends my testimony, and I am happy to answer any questions.
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@GAO

Accountablllty Integrity * Reliability

United States General Accounting Office
Washington, DC 20548

May 14, 2004

The Honorable Ernest J. Istook, Jr.
House of Representatives

Subject: District of Columbia’s Department of Transportation’s Reorganization
and Use of Federal-Aid Funding

The District of Columbia’s (the District) transportation system is critical to the
District’s residents and businesses, the federal government, and the millions of
tourists who visit the nation’s capital annually. For example, the District’s
transportation system serves nearly 600,000 residents and almost 500,000 workers
who commute into and out of the city each day and is also utilized by many of the
capital’s nearly 20 million visitors each year. Along with the Washington
Metropolitan Area Transit Authority’s mass transit system, the District’s nearly 1,500
miles of road and 213 highway bridges are important components of the District’s
transportation system and are vital to the region’s mobility and security. To help
build and maintain its bridges and roads, the District receives federal highway funds
from the Federal Highway Administration (FHWA). All of the District’s bridges and
about 30 percent of its roads are eligible for these funds; the remaining roads are
maintained under the local transportation program using District funds. In 2003, the
District expended a total of about $242 million on its bridge and road infrastructure,
of which almost $158 million were federal-aid expenditures.

To better manage its transportation services, the District reorganized its
transportation infrastructure functions, creating a stand-alone Department of
Transportation in 2002. According to the Volpe National Transportation Systems
Center (Volpe Center),' a lack of resources and inadequate attention to emerging
infrastructure problems allowed local road conditions to decay to the point that in
1999, nearly 50 percent of local roads were rated fair or poor by FHWA. In addition,
the District Department of Transportation’s (DDOT) stakeholders believed that the
organization was reactive, lacked vision, failed to communicate with citizens, and
was unable to quickly respond to problems. Furthermore, we noted in 2000° that
according to FHWA, the District’s average processing times for transportation

'The Volpe Center is part of the U.S. Department of Transportation’s Research and Special Programs
Administration, and is known for its transportation and logistics expertise.

*U.S. General Accounting Office, Historical Information on the District of Columbia’s Department of
Public Works Federal-Aid Highways Program (Washington, D.C.: July 7, 2000).
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infrastructure design and construction contracts were lengthy—over 25 and 21
months, respectively, from notification of obligation ceiling to notice to proceed. To
bring enhanced attention to transportation planning and management functions, as
well as to improve processing times and overall performance, the Department of
Transportation separated from the Department of Public Works and adopted a
project management team approach to improve the planning, design, and
construction of infrastructure projects. The reorganization is expected to provide
more focus and leadership on transportation services and increase accountability for
service delivery.

In 2000 and 2001,” we provided you two reports that contained information on the
District’s use of federal-aid funds and its plans to reorganize the transportation
department to improve performance. In your most recent request, you asked us to
provide information on (1) the District’s reorganization of its transportation
department, (2) the department’s performance measurement system, and (3) the
District’s use of federal-aid funds, including the average time frames for processing
design and construction contracts. To provide information on the reorganization, we
interviewed senior officials, including the Director of DDOT, and reviewed
documents on the establishment of the new department and its structure. To obtain
information on the performance measurement system, we spoke with officials from
DDOT and the District’s Office of Deputy Mayor/City Administrator. To obtain
information on the District’s use of federal-aid funds, we interviewed DDOT and
FHWA officials and obtained federal-aid funding and contract data from DDOT
officials. We determined that the federal-aid data were sufficiently reliable for the
purposes of our review. We conducted our work from January 2003 through March
2004 in accordance with generally accepted government auditing standards. This
report summarizes the information we provided to your staff during our March 26,
2004, briefing. The briefing slides, which provide more details about our analysis, are
attached as enclosure L.

Background

The District Department of Transportation Establishment Act of 2002 created a
cabinet-level agency responsible for the management of transportation infrastructure
and operations." Prior to the formation of DDOT, the responsibility for these
functions was within the Department of Public Works (DPW). The impetus for the
reorganization was to bring enhanced attention to transportation planning and
management functions and elevate transportation issues to a cabinet-level status.
The District worked with the Volpe Center to develop a plan on how to structure the
new department. On the basis of the Volpe Center’s review of organizational
structures and practices in other cities and state transportation agencies of similar

*U.S. General Accounting Office, Restructuring of the District of Columbia Department of Public
Work’s Division of Transportation, GAO-01-347R (Washington, D.C.: Mar. 16, 2001).
‘D.C. Law 14-137 (2002).
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size” and on interviews with stakeholders, DDOT adopted a project management team
approach—teams are now responsible for transportation projects from inception to
completion.® DDOT believes that this new approach will result in a departmentwide
change in the delivery of transportation goods and services by providing faster
delivery of services to customers and strengthening relationships with stakeholders.

DDOT provides transportation functions for the District in its dual capacity as a city
and a state. Because DDOT is considered a state DOT, it receives funding for
roadway construction and improvement projects through various programs
collectively known as the Federal-Aid Highway Program.” Federal funding is made
available to the states and the District at the start of each fiscal year through
apportionments from FHWA that are based on formulas provided in law.” With few
exceptions, the funds that the federal government provides to the states and the
District for highways must be matched by funds from other sources—in the District’s
case, local revenues. The funding requirement for most federal highway programs is
80 percent federal and 20 percent state/local funding. According to FHWA, highway
construction projects may take as few as 3 years or as many as 20 years to complete,
depending on the size and complexity of the project.

Summary
In summary, we found the following:

e DDOT is making significant progress with its organizational transformation
efforts. In 2003, we reported on the results of a forum to identify and discuss
useful practices and lessons learned from major private and public sector
organizational mergers and transformations.” The result of this work was the
identification of key practices that have consistently been followed throughout
successful transformations. According to DDOT officials, the agency is
implementing many of the organizational transformational practices, including
establishing core values and a new performance management system linked to
the agency’s goals. Even though DDOT is off to a good start, several
transformational challenges remain. For example, DDOT is still in the midst of
establishing a more results-oriented culture, in essence shifting from an
environment of “it’s not my job” to “how can I help you.” DDOT is still in the
process of aligning its workforce to its mission and establishing more effective
recruitment and retention programs. We have reported that a change of
culture is at the heart of a successful organizational transformation. In

"The eight cities included Cleveland, Columbus, Indianapolis, Jacksonville, Memphis, Milwaukee, San
Francisco, and Seattle. In addition, four state DOTs were interviewed: Delaware, Maine, Rhode
Island, and Vermont.

‘DDOT has restructured its infrastructure project management organization around ward-based teams.
"Most of the funding for these programs is derived from highway user taxes, such as excise taxes on
motor fuels and tires, taxes on the sale of trucks and trailers, and taxes on the use of heavy vehicles.
*For highway programs that do not have apportionment formulas, funds are distributed through
allocations to states with qualifying projects.

‘U.S. General Accounting Office, Results-Oriented Cultures: Implementation Steps to Assist Mergers
and Organizational Transformations, GAO-03-669 (Washington, D.C.: July 2, 2003).
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addition, DDOT faces the challenge of updating and improving its information
systems for performance measurement, personnel recordkeeping, and
workforce planning. DDOT is planning, or has plans to address, many of its
remaining challenges; however, the agency has not developed an overall plan
to support a fully integrated and successful organizational transformation.
Because a transformation is a substantial commitment that could take years to
complete, it requires long-term planning and leadership commitment to ensure
success. We believe, and DDOT officials agree, that DDOT could benefit from
a comprehensive transformational plan that would include implementation
goals, measures, and a time line to show progress toward its transformation.

DDOT is in the process of developing a comprehensive performance
measurement system that is relevant to its organizational mission and
incorporates industry best practices. DDOT officials reported that a number
of past performance indicators were narrow in scope and difficult to measure.
For example, one measure was to identify the total number of trips by persons
on bicycles in the District. DDOT officials acknowledged that the
performance system utilized in fiscal year 2003 did not provide its customers
with an accurate measurement of how DDOT is performing in terms of its
overall goals—such as safety and mobility. (See enc. II for additional
information on DDOT’s FY 2003 performance indicators.) While DDOT
officials also indicated that the quality of the performance data varied, they
also noted that the quality of some performance data was poor. This affects
the department’s ability to accurately measure its performance. According to
these officials, the majority of the performance data are entered manually and
vary widely in their accuracy, completeness, and reliability. DDOT officials
recognize these problems and have sought to remedy the situation by seeking
guidance about industry best practices. As a result, DDOT is developing a
new performance measurement system to obtain information about overall
performance and to establish a connection between strategic goals and the
results of day-to-day operations. This new performance system will contain
six broad strategic goals including safety, infrastructure, customer service,
mobility, environment, and operations, which will be supported by 60 key
result measures" such as a reduction in the number of pothole complaints per
mile. (See enc. III for additional information on DDOT’s new performance
system.) Many states, such as Maryland and Pennsylvania, have implemented
similar performance frameworks. To complement this new framework, DDOT
officials are implementing a technology plan that addresses the quality of the
performance data. This plan, which they expect to be fully implemented in 2
years, will automate data entry and update and integrate the information
systems.

“According to a DDOT official, baseline performance data for the new performance system is still
being developed. DDOT plans to produce its first public annual report on the results of these
measures in the fall of 2004. Due to the District’s budget cycles, these new performance measures will
not be reflected in the agency’s official performance contract until FY 2006, but they will be tracked
and published at the end of FY 2004.
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e The District’s total expenditures for transportation projects increased from
about $123 million in fiscal year 1999 to about $242 million in fiscal year 2003
(see enc. IV). For fiscal years 1989 through 2003, none of the District’s federal-
aid highways apportionments lapsed, and the District used all funds up to its
obligation ceiling," with the exception of $2.2 million in 1994 that was not
obligated because a project was dropped from its plans (see enc. V). In
addition, DDOT officials told us that their obligated unexpended federal-aid
balance decreased to $330.8 million as of June 26, 2003, down from $530.5
million as reported in our 2000 report.”” An unexpended federal-aid balance
can result from bridge projects that incur expenses over several years. Finally,
our recent review of construction contract processing times showed that
average time frames have improved from 21.6 months in fiscal year 1997
through fiscal year 1999 to an average of 19 months in fiscal year 2000 through
fiscal year 2002."” We did not assess processing times for design contracts
because only two design contracts were awarded in fiscal year 2000, and none
were awarded in fiscal year 2001 due to the ebb and flow of design and
construction work. A new process for design contracts was implemented in
fiscal year 2002 that utilizes open-ended contracts from which multiple task
orders can be issued. DDOT now issues task orders as needed instead of
issuing individual contracts, which involves a more lengthy process. In
addition, DDOT officials told us that they are implementing an automated
procurement system and a software system that will enhance DDOT's ability
to manage its transportation programs.

Conclusions

DDOT is in the early stages of its reorganization and is off to a good start. It is
important that DDOT fully implement its information technology plan and apply the
organizational transformation key practices to ensure success. In addition, the
agency could benefit from a transformational strategy that effectively makes the case
for what type of organization DDOT believes it should become and provides a road
map for getting there. An effective transformation strategy would include
implementation goals, measures, and a time line to show progress made.

Recommendation

We recommend that the Mayor of the District of Columbia direct and support the
Director of the District Department of Transportation as he develops and implements
a comprehensive plan for its transformation that reflects key practices and addresses
the challenges the agency is facing. Such a comprehensive plan should include

"'Obligation limitations act as a ceiling on the obligations that can be made in each fiscal year.

“Barney Circle project money represented $143.3 million of the previous $530.5 balance. Barney Circle
was a multipart transportation project that was rejected by the D.C. Council due to citizen opposition
and environmental issues.

“The average time frames for processing 40 construction contracts were calculated from FHWA'’s
notification of obligation ceiling to the District’s notice to proceed to the contractor.
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implementation goals, measures, and a time line to show progress toward the
agency’s transformation.

Agency Comments and Our Evaluation

We provided a draft of this report to DDOT and the Mayor’s Office for their review
and comment. DDOT’s Special Assistant for Management Support provided us with
comments from the Mayor’s Office and DDOT. They generally agreed with our
findings and recommendation and provided some technical comments, which we
have incorporated into this report where appropriate.

Scope and Methodology

To provide information on the reorganization of the transportation department, we
interviewed District and federal officials, including the Director of DDOT, on the
status of and issues related to the reorganization and reviewed documents on the
establishment of the new department and its structure. To provide information on
the Department’s performance management system, we conducted interviews with
officials from DDOT, the District’s Office of the Inspector General, and the District’s
Office of Deputy Mayor/City Administrator on the new department’s performance
indicators.

To provide information on the District’s use of federal-aid funding, we interviewed
DDOT and FHWA officials and obtained federal-aid and contract data from DDOT
officials. FHWA verified figures related to the federal-aid monies. We also
interviewed DDOT officials concerning the data provided, applied logical tests to the
data, and found no obvious errors of completion or accuracy. In addition, we
reviewed DDOT’s financial audits, which did not identify any findings regarding the
federal-aid monies. Along with the corroborating evidence, we believe that the
federal funding data are sufficiently reliable for the purposes of our review.

As agreed with your staff, unless you publicly announce the contents of this report
earlier, we plan no further distribution until 14 days from the date of this letter. At
that time, we will provide copies to the Chairmen and Ranking Minority Members of
Senate and House Subcommittees with jurisdiction over District of Columbia matters.
We are also sending copies to the Mayor of the District of Columbia, the Interim
Inspector General of the District of Columbia, the Chief Financial Officer of the
District of Columbia, and other interested parties. In addition, the report will be
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available on the GAO web site at http:/www.gao.gov. If you or your staff have any
questions about this report, please contact me at goldsteinm@gao.gov or at (202) 512-
2834. Individuals making key contributions to this report are listed in enclosure VI.

Sincerely yours,

Mark L. Goldstein
Director, Physical Infrastructure Issues

Enclosures
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Enclosure 1

* Integrity *

District Department of Transportation

(Reorganization and Federal-Aid Funding)

Briefing to Representative Ernest J. Istook, Jr.

March 26, 2004
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Enclosure 1

* Integrity *

Objectives

Our objectives were to provide information on the following:

* the status of the District’s reorganization of its transportation
department;

 the District Department of Transportation’s (DDOT)
performance measurement system; and

» the District’s use of federal-aid highway funds, including
average time frames for processing design and construction
contracts.

Page 9
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Enclosure 1
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Scope and Methodology

* Reviewed federal and District laws and regulations.

* Interviewed officials at DDOT, U.S. DOT’s Volpe Center, and
Federal Highway Administration.

* Reviewed reports and studies on performance measures,
best practices for human capital management, and
organizational transformation.

* Analyzed data on the District’s federal-aid funds, including
time frames for processing construction contracts

* Analyzed and assessed reliability of DDOT’s federal funding
data. We determined that the data were sufficiently reliable
for the purposes of our review.

e Conducted our work in accordance with generally accepted
government auditing standards.
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Enclosure 1

AGAO

* Integrity *

Background

* In July 2000, we reported that the District used 99.8 percent of its
obligation ceiling.! We also noted that according to FHWA, DDOT’s
processing times for design and construction contracts were lengthy—25.7
months and 21.6 months, respectively. In March 2001, we reported that
the Acting Director of the Division of Transportation had begun to
reorganize the agency to improve performance.?

* Department of Transportation Establishment Act of 2002 created a new
District DOT responsible for the management of transportation
infrastructure and operations.

¢ Prior to the formation of DDOT, these functions were located within the
Department of Public Works (DPW) (see fig.1).

* Purpose of the reorganization was to (1) improve the agency’s
performance, (2) bring enhanced attention to transportation planning and
Imanlagement functions, and (3) elevate transportation issues to a cabinet-
evel status.

1 U.S. General Accounting Office, Historical Information on the District of Columbia’s Department of Public Works Federal-Aid Highways Program
(Washington, D.C.: July 7, 2000).

2U.8. General Accounting Office, Restructuring of the District of Columbia Department of Public Work’s Division of Transportation, GAO-01-347R4
(Washington, D.C.: March 16, 2001).
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Background

Figure 1: Comparison of DPW and DDOT Organizational Charts

Functional Organizational Chart - - DDOT - FY 2003

FY 2000 Director of Public
Works
Deputy Director Office of the Chief of Staff
for Strategic Director
Planning
Emergenc: Deputy Director,
I I I 1 M: Joney Anacostia
Solid Waste Fleet Services Office of Office of Mass anagement Waterfront Initiative
; Services
Management Intermodal Transit
Administration Planning
Office of the Director -
| | Management Support
Services®
[ | 1
Design, Engineering Parking Services DC Energy Office
and Construction —
Administration
Infrastructure Project Transportation Policy
Management and Planning
Administration

Administration

[ shaded areas, with part of parking, left the Department of Public Works to form DDOT.
[ —

Public Space Traffic Services

Management Administration

Administration

———  —
Urban Forestry (Proposed)
Administration Operational Support
and Applied
Technology

Source: DDOT.
aManagement Support Services include Labor Relations, Communications, General Counsel, Procurement, Finance, Neighbor Services, Risk Management, Civil Rights, Human

Resources, Training, Performance Management and Customer Service.
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Background

 District DDOT management worked with the Volpe National
Transportation Systems Center’ and, af, a result, developed
a project management team approach.

 DDOT believes that the new approach will provide faster
delivery of services to customers and strengthen
relationships with stakeholders.

3 The Volpe Center is part of the U.S. Department of Transportation’s Research and Special Programs Administration and is known for its
transportation and logistics expertise.

4 DDOT staff members work together on four multidisciplinary project teams. Each team is responsible for the development 6
and management of projects in two wards of the District.
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Background

* DDOT receives funding for roadway construction and
improvement projects through FHWA'’s federal-aid highway
program.

e DDOT and state DOTSs receive an apportionment from FHWA
based on statutory formulas.®

* The funding share for federally supported projects is usually 80
percent federal and 20 percent state/local funding.

e The District’s total expenditures for transportation projects
increased from about $123 million in FY 1999 to about $242
million in FY 2003 (see fig. 2).

5 Most of the funding for these programs is derived from highway user taxes, such as excise taxes on motor 7
fuels and taxes on the use of heavy vehicles.
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Background

Figure 2: Transportation Expenditures for Fiscal Years 1999-2003
Expenditures (in millions)
$300

$250

$200

$150

$100

$50

$0

1999 2000 2001 2002 2003
Fiscal year

l:| District local expenditures
:’ DC matching funds

Federal-aid expenditures

Source: DDOT.
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Objective 1: DDOT’s Reorganization

e DDOT is undergoing an organizational transformation.

e GAO’s July 2003° report on implementation steps to assist mergers
and transformations identified several key practices followed by public
and private sector organizations that have led to success (fig. 3 shows
these key practices).

e According to DDOT officials, the agency is implementing many of the
organizational transformation best practices.

e Top leadership is defining the organizational changes.

e Core values have been established—responsiveness, customer
service, and service delivery.

* New performance management system is linked to agency goals.

8 U.S. General Accounting Office, Results-Oriented Cultures: Implementation Steps to Assist Mergers and
Organizational Transformations, GAO-03-669 (Washington, D.C.: July 2, 2003). 9
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Objective 1: Status of DDOT’s Reorganization

Figure 3: Key Practices for Successful Mergers and Organizational Transformations

Ensure top Establish a Focusonakey | Set Dedicate an Use the Establish a Involve Build a world-
leadership coherent setof principles | implementation | implementation | performance communication | employees to
drives the mission and and priorities at | goals and a team to management strategy to obtain their organization
transformation | integrated the outset of timeline to build | manage the system to create shared | ideas and gain

strategic goals | the momentum and | transformation | define expectations their ownership

to guide transformation | show progress | process responsibility and report for

transformation from day one and assure related progress | transformation

accountability

sS

SUCCESSFUL TRANSFORMATION

Sources: GAO, Photos: Photo Disc, Dynamic Graphics, EyeWire, and Ingram Publishing. 10
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Objective 1: DDOT’s Reorganization

* DDOT has also implemented the following:

* Organized into four teams (see fig. 4) that are responsible for
transportation projects from inception to completion.

* Adopted industry best practices, such as team building, and
has streamlined design contracts processes.

. Iznéz()rgased staffing levels from 344 in FY 2001 to 626 in FY

¢ Hired and attracted key talent.

» For example, a national search resulted in a new Chief
Engineer.

11
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Objective 1: DDOT’s Reorganization

Figure 4: Example of a DDOT Project Management Team

Supervisory Civil
Engineer

P
Civil Engineer Civil Engineer Civil Engineer
( Design) ( Design) ( Design)
Civil Engineering Civil Engineering Civil Engineering
Tech Tech Tech
H (Construction) (Construction) (Construction)
: Civil Engineering Civil Engineering Civil Engineering
Tech Tech Tech
(Inspector) (Inspector) (Inspector)
Civil Engineering Civil Engineering Civil Engineering
H Tech (Inspector) Tech
H (Inspector) (Inspector)

Source: DDOT.

aThe dotted line indicates that both junior and senior staff report to the project engineer.

12
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Objective 1: DDOT’s Reorganization

e DDOT has made significant progress in its transformation
efforts.

e DDOT has a framework in place for addressing its
organizational culture, performance problems, and
customer relations.

e DDQT is also implementing strategies to seek employee
input and help individuals maximize their full potential in
the new organization.

13
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Objective 1: DDOT’s Reorganization

* According to DDOT, several transformation challenges remain:
¢ continuing to change its organizational culture
* moving away from “it’s not my job” to “how can | help you”
* staff feeling valued with career path opportunities

* transferring a number of functions into DDOT (e.g. Taxi Cab
Commission)

* hiring staff and retaining senior management

* updating and improving DDOT information systems such, as
personnel record-keeping and workforce planning information

» developing a comprehensive workforce plan that includes
identifying critical workforce skills and competencies, needed now
and in the future

14
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Objective 1: DDOT’s Reorganization

e DDOT is planning or has plans to address many of the
remaining challenges. However, the agency has not
developed an overall plan for its transformation. Because a
transformation is a substantial commitment that could take
years to complete, it must be carefully and closely managed.
We believe, and DDOT officials agree, that DDOT could
benefit from developing the following:

e a comprehensive strategic plan for its transformation that
would include implementation goals, measures, and a
timeline to show progress toward its transformation.

15
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Objective 2: Performance Management
Framework

e DDOT is refining its performance measurement system.

» Purpose of new system is to obtain information about
overall agency performance (e.g. better mobility or
improved safety)—establishing a connection between
strategic goals and the results of day-to-day business
processes.

* New performance framework includes six broad strategic
goals and 60 key indicators ﬁsee fig. 5) that will better
measure the agency’s overall performance.

» System is aligned with industry best practices.

* Many states have implemented similar performance
frameworks (e.g., Maryland, Pennsylvania, and
Louisiana).

16
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* Integrity *

Objective 2: Performance Management
Framework

Figure 5: DDOT's Six Strategic Goals and Examples of Key Result Measures

Safety

2% reduction in
number of vehicular
fatalities

Customer

Operations
Service

80% of bid responses
will be within 10% of
engineers estimate

Reduce number of
pothole complaints

per mile \ 4
DDOT
Mission
Mobility
Infrastructure A

1% increase in the
number of mass
transit riders

Improve the structural
security of bridges

Environment

5% reduction per
year in quantity of
air pollutants

Source: DDOT.
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Objective 2: Performance Management
Framework

e Performance data quality is poor and affects DDOT’s ability to
accurately measure its progress in meeting goals.

* According to DDOT, information is generally inaccurate,
incomplete, and unreliable.

* The majority of data are entered manually and subject to staff
interpretation (e.g., police officers hand-write accident reports).

* Information systems need technology upgrade (outdated and
not integrated).

e DDOT is implementing a technology plan to address the quality of
its performance data.

e Data entry will be automated .

* |nformation systems will be updated and integrated.

* DDOT says it needs 24 months to fully implement technology
initiatives.

18
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Objective 3: Federal-Aid Funding

Table 1: District’s Expenditure of Federal-Aid Funds Has Generally Increased

(in millions)

Total expentures of

. Federal-aid DC matching federal-aid and

Fiscal year expenditures expenditures matching funds
$157.8 $42.6 $200.4

150.8 44.0 194.8

179.8 47.2 227.0

120.8 28.0 148.8

88.4 22.3 110.7

Source: DDOT.

19
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Objective 3: Federal-Aid Funding

e For FY 1995 - 2003, none of the District’s federal-aid apportionments
lapsed, and the District expended 100 percent of its obligation ceiling.

* We did not assess processing times for design contracts because a
new process was implemented in FY 2002 that utilizes open-ended
contracts (e.g. multiple task orders can be issued).

e Average time frames for processing construction contracts have
improved.

* Processing time decreased from an average of 21.6 months in FY
1997 -1999 to an average of 19 months in FY 2000 - 2002.8

e Business processes changed (e.g. contracts now approved as a
group vs. on an individual basis)

7 FHWA distributes most federal-aid highway funds through annual apportionments according to statutory formulas. The District
and state DOTs have 4 years to obligate or commit funds before they lapse. Obligation limitations act as a ceiling on the
obligations that can be made in each fiscal year.

8 We could not compare this information with other states because FHWA does not collect comparable data on procurement 20
processes.
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Conclusions/Recommendation

* DDOT is in the early stages of its reorganization and is off to a good
start. Itis important that DDOT fully implement its information
technology plan as well as apply the transformational principles to
ensure success.

* However, the agency could benefit from a transformation strateg
that effectively makes the case for what type of organization DDOT
believes it should become and provides a roadmap for getting
there. The strategy should include:

* implementation goals, measures, and a timeline to show
progress toward its transformation

* Therefore, we plan to recommend that the Mayor direct the Director
of DDOT to develop and implement a comprehensive strategic plan
for its transformation that reflects key practices and addresses the

challenges the agency is facing. ”
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DDOT’s FY 2003 Performance Measurement System

Strategic Goal 1: The Department will work with external agencies and internal processes to eliminate barriers to ensure the
organization will be fully staffed with individuals with the necessary skills, and is able to obtain necessary contractual resources

o No key result measures

Strategic Goal 2: The Department will reduce the number of vehicular, bicycle, and pedestrian accidents and injuries (overall)
by 4% annually, from FY 2002 to FY 2004

© Fatalities per 100 million-vehicle miles of travel

Percent decrease in annual pedestrian fatalities and injuries from the preceding year (or per 100,000 daytime population)
Percent of rights-of-way permitees in compliance

Percent of malfunctioning signals repaired within 24 hours

Percent of damaged stop or yield signs responded to within 24 hours

© 0 00

Strategic Goal 3: The number of trips taken, within the District of Columbia, using alternate means of transportation, including
mass transit, pedestrian, bicycles or high occupancy vehicles, will increase by 3% annually, from FY 2002 to FY 2004

© Percent change in transit ridership

o Percent of total trips made by bicycles

Strategic Goal 4: As the demand for transportation services increases, the Department will implement alternative strategies to
maintain or enhance overall system capacity and traffic flow

© No measurable key results

Strategic Goal 5: The Department will maintain 70% of the District of Columbia's neighborhood streets, bridges, trees, and
sidewalks and 70% of all District of Columbia streets, bridges, trees, and sidewalks to a level that will rank good or excellent
under the DDOT Infrastructure Quality Index by 2003

© Percent of DDOT projects will not require revisions that raise project costs by more than 10% or cause a delay of 60 days or
more after project construction begins

Percent of bid responses will be within 10% of engineer's estimate

Percent of projects require no change orders due to design deficiency or latent conditions

Percent of streets rated good or excellent on the Pavement Quality Index

Percent of projects completed on time and within budget

Percent of potholes filled within 72 hours

© 000 O

Source: DDOT.
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DDOT’s New Performance Measurement System Comprises of 6 Strategic
Goals and 60 Key Result Measures'

Strategic Goal 1: Safety: Maintain a safe transportation system
e Combined metric
o Reduce total vehicle, pedestrian, and bike fatalities and injuries by 4
percent each year
o Maintain a relatively low ratio of fatalities per 100 million vehicle miles
traveled (VMT)

¢ Vehicles: Improve vehicular safety
o Reduce the number of vehicular fatalities
o Reduce the number of vehicular crashes
o Reduce the number of alcohol-related crashes

e Pedestrians: Improve pedestrian safety
o Reduce the number of pedestrian fatalities
o Reduce the number of crash-related pedestrian injuries

e Bikes: Improve bicyclist safety
o Reduce the number of bicyclist fatalities
o Reduce the number of crash-related bicyclist injuries

e Prevention: Enhance preventive measures that result in greater safety
conditions for vehicles, pedestrians, and bicyclists
o Percent of malfunctioning signals repaired within 24 hours (80 percent)
o Percent of damaged stop or yield signs responded to within 24 hours
(100 percent)

o Maintain a high level of seat belt usage within the District (87 percent)
o Reduce the number of crashes at targeted/top 10 intersections
o Number of pedestrian crosswalks improved and constructed

Strategic Goal 2: Infrastructure: Maintain a secure and high-quality transportation
infrastructure
e Combined metric:
o Maintain acceptable level of combined Infrastructure Quality Index

e Streets and sidewalks: Improve the ride quality of the District’s roads
and the overall quality of its sidewalks
o Increase the District’s Pavement Quality Index (72 percent)
o Achieve desired percent of blocks repaved
o Reduce the percent of streets that have low Pavement Quality Index
scores

“DDOT’s new performance measurement system is in development with its first public annual
performance report expected in fall 2004.
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o Complete stated number of blocks to be paved within the year (200)
o Number of sidewalk blocks created, repaired, or repaved
o Percent of potholes filled within 72 hours (95 percent)

e Bridges: Improve the structural security of the District’s bridges
o Reduce the percent of bridge deck on bridges that are structurally
deficient or at risk of deficiency
o Reduce the number of bridges on major commuter routes that are
structurally deficient or at risk of deficiency

e Trees: Improve the status of the District’s tree population
o Interact with a targeted percentage of the District’s urban tree
population (21 percent)
o Maintain a lower percent of empty “plantable” urban tree spaces
Maintain a low percent of dead or diseased trees
o Resolve tree complaints not related to a major storm, within acceptable
time frames

(@)

e Streetlight / Traffic system: Maintain a reliable streetlight and traffic
infrastructure
o Number of streetlight complaints
o Percentage of streetlight repairs completed within established time
frame
o Level of streetlight illumination within tested areas
o Number of new streetlights installed
o Percentage of traffic signals that are Light Emitting Diode (LED)

Strategic Goal 3: Mobility and flexibility: Enhance transportation mobility, access, and
alternatives
e Vehicle mobility: Improve traffic mobility
o Maintain an acceptable relative delay rate on tested routes
o Ratio of peak to off-peak travel time or speed on tested routes
o Percent of excavation permitees completing projects within 45-day time
frame (85 percent)

e Alternatives: Promote accessible transportation options

o Increase the number of mass transit riders in the District (1 percent)
Increase the numbers of commuters biking to work on tested routes
Increase the percent of people who walk, bike, or transit to work
Increase the number of miles of dedicated bikeways in the District
Number of metrobus vehicle miles traveled
Number of D.C. Transit Commute Benefits Program participants
Number of School Transit Subsidy Travel Cards issued by DDOT

O O O O O O

e Incident management: Reduce the impact of recurring incidences on
traffic mobility
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o Respond to crashes and restore full traffic on (roadway operations
patrol) ROP-patrolled routes within established time frames

o Ensure that major roads are passable within 12 hours after a snow
event (85 percent)

Strategic Goal 4: Environmental stewardship: Manage the transportation system in an
environmentally friendly manner
e Air and water quality: Decrease the amount of pollutants in the
District
o Reduce the quantity of air pollutants in the District (3 percent/ year)
o Reduce the quantity of water pollutants on District streets (3 percent/
year)

e Environmental policies:
o Begin implementation of “Environmental Management System”
o Complete environmental assessment for Minnesota Ave. and TR bridge
o Complete studies on light rail demonstration project, K & H St.
transitway, and N.Y. Ave. Intermodal Transportation

Strategic Goal 5: Customer service: Build a customer-friendly organization
e Customer requests: Respond to correspondence mail in a timely
manner

o Response to correspondence from the Mayor’s Customer Service Unit
(MCU) on time (95 percent)

o Respond to U.S. mail on time (100 percent)

o Rating of 4-5 on all four telephone service quality criteria: (1) courtesy,
(2) knowledge, (3) etiquette and (4) overall impression

o Resolve and close Hansen (DDOT’s work order system) requests on
time

o Percent of excavation permitees issued within 30 days of application

o Number of combined complaints

e C(Customer perceptions: Promote positive public perceptions
o Percent of individuals polled, in an annual survey, who rate the
Department’s services as good or better (70 percent)
o Reduction in the number of complaints per snow event
o Reduction in the number of pothole complaints per lane mile
maintained

Strategic Goal 6: Financial and project management: Manage the District’s
transportation resources responsibly
e Project financing: Utilize financial resources predictably and
effectively
o Percent of projects obligated on schedule (90 percent)
o Increase the amount of funds obtained from private/alternative sources
o Ratio of administrative to operational spending
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e Project delivery: Deliver projects on time and on schedule

o Maintain an acceptable total cost vs. estimated cost ratio, excluding
“acceptable” change orders (90 percent)

o Percent of projects requiring no change orders due to design
deficiencies or latent conditions (80 percent)

o Percent of bid responses will be within 10% of engineer’s estimate (80
percent)

o Maintain an acceptable total time vs. estimated time for project
completion, excluding “acceptable” delays

o Maintain a high percentage of project phases authorized on time
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District’s Expenditures of Federal-Aid, Matching, and Local Funds for FYs 1989
through 2003 for Transportation Programs

Dollars in millions

District Total expenditures

Fiscal Federal-aid matching of federal-aid and District local Total

year expenditures expenditures matching funds® expenditures expenditures
2003 157.8 42.6 200.4 41.8 242.2
2002 150.8 44.0 194.8 32.7 227.5
2001 179.8 47.2 227.0 25.5 252.5
2000 120.8 28.0 148.8 17.6 166.4
1999 88.4 22.3 110.7 12.0 122.7
1998 84.0 24.6 108.6 6.5 115.1
1997 68.3 23.8 92.1 0.0° 92.1
1996 47.4 6.8° 54.3 0.0° 54.3
1995 61.7 16.1° 77.8 0.0° 77.8
1994 75.0 25.6 100.6 24.0 124.6
1993 47.7 15.3 63.1 23.6 86.6
1992 65.3 18.4 83.7 17.3 101.0
1991 85.0 22.4 107.4 14.7 1221
1990 75.6 13.6 89.2 11.2 100.4
1989 60.5 15.1 75.6 12.9 88.5

Source: GAO analysis of DPW and DDOT data.

“Figures may not add due to rounding.

"These are the years of the District’s financial crisis when limited District monies were available.

‘The District of Columbia Emergency Highway Relief Act, P.L. 104-21 (1995), waived the District’s cost
share for certain federal-aid projects in the District during fiscal years 1995 and 1996. The law further
provided repayment of the waived costs and set forth a repayment schedule. The District repaid these
funds in 1996 and 1997.
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Apportionments, Obligations, and Obligation Ceilings for the District’s Federal-Aid
Highway Program for FYs 1989 through 2003

Dollars in millions

Fiscal Apportionment Obligation Obligation ceiling Obligation ceiling
year  Apportionment lapsed® ceiling obligated not obligated
2003 103.1 0.0 105.5 105.5 0.0
2002 122.3 0.0 106.8 106.8 0.0
2001 121.0 0.0 98.5 98.5 0.0
2000 114.0 0.0 92.3 92.3 0.0
1999 101.8° 0.0 91.6 91.6 0.0
1998 91.8 0.0 77.3 77.3 0.0
1997 92.8 0.0 78.9 78.9 0.0
1996 81.4 0.0 81.9 81.9 0.0
1995 105.5 0.0 92.4 92.4 0.0
1994 92.9 0.0 82.5 80.3 2.2°
1993 98.5 0.0 81.7 81.7 0.0
1992 93.0 0.0 96.4 96.4 0.0
1991 140.9¢ 0.0 154.0 154.0 0.0
1990 94.4 0.0 97.3 97.3 0.0
1989 106.5 0.0 104.6 104.6 0.0

Source: GAO analysis of DPW and DDOT data.

* These are monies the District was apportioned but did not obligate within the 4-year time frame.

* We did not include high priority apportionments for fiscal year 1999 because special rules apply to
them, according to a District official. Their total value was $4.7 million in apportionments and $4.1
million in obligation ceiling,.

“ DPW received an additional $2.4 million in obligation ceiling during the August redistribution, but a
project was dropped from their plans so they could not obligate the funds.

‘ DPW was given discretionary funding that increased the original apportionment.
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